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The Honorable Patrick J. Leahy
Chairman, Committee on Agriculture, By

Nutrition and Forestry Distribution I

United States Senate Availability Codes

Avail and I or
The Honorable Tom Harkin Dist Special

United States Senate

The Honorable Dennis E. Eckart

House of Representatives

This report responds to your requests to provide an overall perspective

on federal efforts to ensure food safety and quality. For the purposes of
our review, we defined food safety activities as those carried out to
ensure that food is safe, sanitary, wholesome, and properly labeled.
Food quality activities are defined as those establishing standards of
quality and condition, grading food products according to the standards,
certifying that food products meet the standards, and inspecting food
products for compliance with the standards.

As agreed with your offices, this report provides information on (1) the
statutory responsibilities, programs, activities, staffing, and budgets of
the federal agencies involved with food safety and quality; (2) the inter-
agency agreements used by the agencies to cooperate in meeting their
statutory duties; (3) the ways in which funding and staffing levels have
changed during the 1980s relative to the agencies' work loads: and (4)
the issues that federal officials believe wili be critical for food safety
and quality in the 1990s. As agreed, we did not evaluate how well the
agencies carried out their responsibilities or whether there was duplica-
tion of effort or gaps in coverage among agencies.

Results in Brief • The fragmented, coraplex federal food safety and quality regulatory
system consists of as many as :15 different laws and involves 12 federal
agncies. Of the 12 agencies, 6 have the major roles in carrying out food
safety and quality activities. They are the Food and Drug Administra-
tion (Wr)A ), which is part of the I'S. Department of lealth and Iluman
Services (fills); the ',S. Department of Agriculture's (WIsi)\ Agricultural
Marketing Service ( .\s), Feder:ll Grain Inspection Servicc (tiws), and

Food Safety anI Inspection Service ( Fsls); the Envirnmc,,ntal trotc-ý
tion Agency ,EPlA); and the National Marine Fisheries Serviice ( NtI's),
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which is part of the U.S. Department of Commerce. Collectively,
these agencies are responsible for assuring the consumer that foods
are pure and wholesome, safe to eat, and produced under sanitary
conditions. In fiscal year 1989 these six agencies devoted over $800
million and almost 17,000 staff years to their food safety and quality
activities. FDA; and USDA together had about 92 percent of the funding
and about 95 percent of the staffing.

" The fragmentation of responsibility for carrying out food safety and
quality laws has required extensive efforts by federal regulatory agen-
cies to coordinate their activities. We identified 51 different interagency
agreements involving the six agencies directed at avoiding wasteful
duplication of effort, preventing gaps in coverage, and avoiding con-
flicting actions.

" The four agencies that had comparable data-EPA, FDA, FGIS, and Fsis-
had less staff and less funds (in constant dollars) available to carry out
their food safety and quality activities in fiscal year 1989 compared
with 1980. Moreover, all four agencies generally had larger work loads
related to food safety and quality in fiscal year 1989 than in 1980. Two
agencies-AMs and N.Is--did not have comparable data for their food
safety and quality activities for fiscal years 1980 and 1989. However,
available data for AMS show that funding (in constant dollars) decreased
from fiscal year 1980 to 1989 and that staffing decreased from fiscal
year 1985 to 1989. N N'S' funding data for the early 1980s were not
available. However, NMNF' staffing level increased between the early
1980s and 1989, while the amount of seafood it inspected decreased
between 1981 and 1989. We did not evaluate the impact that the
changes in funding, staffing, and work load had on the effectiveness of
the agencies' food safety and qiality activities.
Officials of the agencies generally agreed that microbiological contami-
nation (e.g., bacteria and viruses) and pesticide/chemical contamination
of foods will be the critical food safetv and quality islues oli lh, 199( )s.
Beyond these two issues, concerns were focused primiarily on issues th•t
pertained to each agen-y's area ot jiiris(ti(ction or responsibility.

Background i~P~estinmat('s th atU.S. consuninel's aboo.Ist ahiit $51:3 hill ion 01 ort 0
of foodt in 198.9. Fe'dheral laws place oil ! facturer.t h• :" respon(si-
bili1y for prncessing food under sani ry t id i tions i1Id for 1,odh'ini ii
w1.o] esome an(d sl ff e prtoiictts. P;.it ('0)l1"S'I r , ;Ialso rely vol th I '.:,. fo),d

Saii•tv inmd v'uality regihl:itory system. which inc(i('us st:,te. locl., fed-
e ,ra. anl internationa ;igencies, to .n.; t he", '. o i! v anIld .;tfet v of tood

pr(,,ih1ts. Boe,,'aie of the combined effrts of t,'e food inU'Is rv a)id tI Ii
regim latory agencies, the U.'S. food sup;fly is generally r(eIgnize ýI as one
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of the safest in the world. Nonetheless, the Centers for Disease Control
estimates that about 6 million cases of illness and 9,000 deaths from
foodborne disease occur each year in the United States.

Federal legislation regulating food safety and quality has evolved piece-
meal over many decades to address particular risks to public health. For
example, the first federal comprehensive food law-the Pure Food and
Drug Act-became jaw in I306. This act and other old food safety and
quality statutes have been amended over time and new legislation has
been enacted to address specific concerns about the safety of the food
supply, such as the use of chemicals to color and preserve food, the use
of drugs in food animals, the large-scale use of pesticides on food crops,
and technological changes in handling, processing, and packaging food.

The six agencies perform a broad array of activities relating to food reg-
ulation. Their programs

Safety and Quality
Regulatory System Is " set standards for what processed foods should contain:

. approve facilities, equipment, and processes used in preparing foods;
"Complex and * approve additives, animal drugs, or pesticides before their marketing or
Fragmented use;

- set tolerances for acceptable amounts of pesticides and other chemical
residues in food;

. inspect food and food processing facilities, including testing food for
illegal residues;

* determine what information labels should contain and what packaging
is a(ceptable: and

* monitor state and local inspection programs for food retail and service
establishments.

In ca.'rying out their legislative responsibilities, the six agencies often
perfo; m similar typos of activitics. For example. most agencies c(n(lduct
food-related research, inspect food processing establishments. collect
aind analyze food samp!es for pesticide and oWhter chemical c, mtami-
nants, ind develop foo1( standards. Their specific responsibilities ;re as
follows:

SFr)x (,nsnres thal Imest ic and imnl)MrC(l food prodIIcts (OxNe)t for nl1la!,
andl poidtrv products) ;are s.Saili •acV. nli tritols, 011nd wholhsome amid
are hionestly labeled. - .\ shr•'s responsibility for egg lpro(dlucts wit h
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AMS; the latter agency inspects egg products plants, while -DA has juris-
diction over restaurants, food-manufacturing plants, and similar estab-
lishments that serve eggs or use them in their products. FDA is also
responsible for pre-approval and surveillance of animal drugs and food
additives in feeds marketed in interstate commerce.

SIils ensures that meat and poultry products moving in interstate and
foreign commerce for use as human food are safe, wholesome, and cor-
rectly marked, labeled, and packaged.

* AMS ensures the safety of shell eggs moving in consumer channels and
egg products produced by processing plants involved in intrastate, inter-
state, and foreign commerce. AMS also performs food quality services
such as commodity standardization, inspection, and grading services
upon request for dairy, egg, fruit, meat, poultry, and vegetable products.

* FGIS inspects corn, sorghum, and rice for aflatoxin (a natural -'ontami-
nant considered to be carcinogenic) as well as the quality of domestic
and exported grain, rice, and related commodities.

* EPA regulates all pesticide products sold or distributed in the VUnited
States and establishes tolerances (maximum legal limits) for pesticide
residues in or on food commodities and animal feed.
..MFs conducts a voluntary seafood inspection and grading program.
which is primarily a food quality activity, and performs research on sea-
food safety.

The federal resources devoted to food safety and quality activities vary
considerably among the six agencies. Table 1 shows their fiscal yvear
1989 funding and staffing levels. Pis-the largest in terms of resources
used-accounted for about 56 percent of the total funds and 62 percent
of the total staff years used by these agencies in fiscal year 1989. In (-nI-
trast, FDA'S share amounted to about 19 percent of the total funds and
about 14 percent of the staff years. .M-. had the least resources,
accounting for only about 1.5 percent of both the total hunds and totalstaff vears.
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Table 1: Six Principal Federal Agencies'
Fiscal Year 1989 Funding and Staffing Dollars in millions

Lee~FY1989 funding FY 1989 staff ing
Agency AMOfa Vrceiit Number Percent
F-S6S $457 55.7 10-,399 6 -1 7
FDA 158 19.2 2,337 138
AMS 97 11.8 2,372 14.1
EPA 55 6.7 624 37
FGIS 42 5.1 8605.1
NMFS 12 1.5 265 1.6

Ttl$821 100.0 16,857 100.0

To facilitate the use of the information we developed on federal efforts
to ensure food safety and quality, we compiled several summary tables
that characterize these activities in different ways. We have included
these tables as appendixes to this report. Appendix I lists the principal
food safety and quality legislation and the federal agencies responsible
for implementing the legislation. Appendix 11 provides major provisions
of principal food safety and quality legislation. Appendix III provides
information on the legislative respornsibilities, programrs, and fi,;cal y-ar
1989 staffing and funding levels for the primipa-! agýn'wies Appendlix 1V
lists food safety and quallity activ;i's carried out biý fedcral agencies.
Appendix V shows which agencits regulate, nionitor, or perform quality
grading serv'ices ior v arious food industries.

Fedeal iTeae y In light of tUie many laws and 2gencies involved in rleguiatin the !' .
food supply, it is essential that the federal government crwnrlinitcCoordination Is activities. Coordination is neeýded. amnong other thir,-l. bet

Extensive eflective use of resoiirc',ýs, a~oid duplication of etfi~r: peetgp i

coverage, and av.o'i conflicting actions.

According to our analysis, 51 written Pintr''g* "lln" 'rermnvntw i, rraid

at addressing potential !,r.blvms in **e) ̀ rat foj)] 7j1t1 'Iit l
Pg~ref -ments vary in scopv, detail, ai; xi~' of ir'~i-lv F(1 ýr
e'<ampie. some are between two aclind afl- a l imit. '4 n ycope "Itch
aIS the, agemntbtee M d -,va;t~vn thbe iffertive cI Ptrl 1 ii

thf, at ltoyi' probhi-ir in peanluts u!' irin-d for c1)nsurnier ci~'i ~H
()ý rf gr~ im Ct Wic 'th sev. ra! w(-n(A(-, ýk!- irn, tljrid-!i in t- i4,

of, lrii-. tStc i'. d i;:ronfrent a: cria~Iin Ii oo N.4- 4c ;I w~I

SI'l fior y p lets a the igrccmrntnr

'le5 GAO, RC( 1 .Di19A Ff-deral Fo-x *,'ifety atid ýuIttliI Pr'gkr~j ll
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These interagency agreements are necessary for a variety of reasons.
The following two examples illustrate the nature of the agreements:

EPA has statutory responsibility for establishing tolerances for pesticide
residues on food and animal feeds, while FDA is responsible for estab-
lishing tolerances for other chemical residues on food. Statutory respon-
sibility for enforcing the tolerances is vested in Fýis for meat and poultry
products, AMS for egg products, and FDA for all other foods. AMS, EPA, FDA,

and rtis have an interagency agreement that establishes the working
relationships for promoting more effective, efficient, and coordinated
federal regulatory activities concerning residues that may adulterate
food. EPA is to notify FDA and USDA of any pesticide use it encounters that
may have resulted in residues that adulterate human food or animal
feed. FDA is to notify (1) EPA of possible misuse of pesticides or chemical
substances that may indicate a violation of EPA'S laws and (2) uSDA of
illegal residues of drugs, pesticides, or environmental contaminants in
human food or animal feed that indicate that the residues may also be
present in meat, poultry, or egg products. uSDA is to notify FDA of find-
ings of illegal residues in edible meat, poultry. or egg products and to
keep FDA\ and EPA informed of all Fsis and A.fS sampling and testing pro-
grams for illegal residues.
Fishery products plants that are under NMPS voluntary inspection con-
tracts are also subject to FDA inspection under the Federal Food, Drug,
and Cosmetic Act. The agreement covering these plants provides that

.NIFS is to apply appropriate FDA requirements pertaining to good manu-
facturing practices, labeling, food additives, tolerances, standards of
identity, minimum quality, and fill of containers. NMNIF is to notify FDA if
inspections reveal violations of mandatory FDA requirements. and FDA\ is
to no1tify NMN.S of any official FDA actions to seize fishery products
processed or packed in xMFs-inspected plants.

FDA had the most interagency agreements because it is responsible for
the safety of most food t, pes and uses the personnel and results of
otlher federal agency inspection and quality-grading programs to help
carrv ont its fooid saf'ety mission. In fiscal year 1989 vn.\ had 27 ite'-
a g•,n'.v agrcments relating to food safety and quality with other federal
aeo iss. prim'arily tsPA.

P 6 G.AO R'ED-91-19A Federal Fi !d Safefy amI Quality Prmro'tri
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Federal Resources Available data show that the resources of four agencies have decr•asedl

since 1980 while their work loads related to food safety and quality

Have Decreased While have increased. We requested that the six agencies provide data on their

Work Loads Have food safety and quality resources and inspection activities for fiscal

Increased in the 1980s years 1980-89. Four agencies-EPA, FDA, FGiS, and Fsis-were able to pro- r
vide us with comparable staffing and funding data for 1980 and 1989 to
allow a comparison of the resources available for those 2 years. (App.
VII provides the details of the data submitted-)

Each of the four agencies had less staff available to carry out its food
safety and quality activities in fiscal year 1989 than in 1980. FGIS had
about 58 percent less, EPA about 17 percent less, FDA about 8 percent
less, and •sis about 6 percent less staff in fiscal year 1989 than in 1980.
Although EPA, FDA, and FGIS had smaller staffs in fiscal year 1989 than in
1980, their staffs have increased since fiscal year 1985.

Each of the four agencies also had less funds (in constant 1989 dollars)
available in fiscal year 1989 than in 1980. FmIS had about 50 percent less
funds, EPA and FDA each about 8 percent less, and ,'sls about 3 percent
less.

Despite less staff and less funds in fiscal year 1989, these four agencies
generally had larger work loads in fiscal year 1989 than in 1980. For
example, Fsis inspected about 38 percent more pounds of meat and
poultry products and analyzed about 182 percent more laboratory sam-
ples in fiscal year 1989 than in 1980. FGis inspected about 7 percent
more tons of grain in fiscal year 1989 than in 1980.

Two agencies, AMS and NMFs, did not have comparable data for their food
safety and quality activities for fiscal years 1980 and 1989. principally
because of changes in organization and/or responsibilities or the
destruction of data pursuant to agency records retention guidelines.
However, available data for AMS' two largest programs, which accounted
for about 95 percent of the agency's fiscal year 1989 funding, show that
:%.%is' funding decreased about 6 percent (in constant dollars) from fiscal
year 1980 to 1989 and that its staffing decreased about 3 percent from
fiscal year 1985 to 1989. NNIws' funding data for the early 1980s were
not available. Htowever, NNifws' direct inspection staff increased about :30
percent from the early 1980s to 1989. During this time the average
number of plants participating1 in the voluntary seafood inspection pro-
gram increased by about 50 percent. while the pounds of seafood \MF'

inspected decreased about 10 percent from 1981 to 1989.

Page 7 GAO/RCED-91-.9A Fedi(-l Food Safety and Qiiaity Prograns
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Critical Foo S-,afety When asked what they believed would be the critical food safety and
quality issues of the 1990s. officials of the six agencies most often men-

and Quality Issues of tioned microbiological contamination and pesticide/chemical contamina-
the 1990s tion of foods. Several agencies also expressed concern about issues such

as the safety of new food processing technology; the safety of new tech-
nology such as vacuum and modified-atmosphere packaging: nutritional
and other product labeling; and the public's perception of food safety.

In addition to broader issues, most agencies were concerned about crit-
ical food safety and quality issues that pertained to their areas of juris-
diction or responsibility. For example, NNMFS was concerned about
adequate water of acceptable qualit., in seafood processing facilities. EPA
had several issues relating to the present law governing pesticide regula-
tion, such as the need for improved authority to remove questionable
pesticides from the market and enhanced enforcement authority. (See
app. VIII.)

Other Federal In addition to the six major agencies, six other federal agencies carry out

important, but less significant, food safety and quality activities. Their
Agencies Involved responsibilities and the fiscal year 1989 funding and staff years for the

With Food Safety and three agencies able to identify the amount of resolrces devoted to food
Quality safety and quality follow:

"U tTSDA'S Agricultural Research Service (ARs) performs food safety
research, such as developing a methodology for detecting and control-

ling bacterial contamination of meat and poultry products. During fiscal
year 1989 ARS used 168 scientist years and about $25 million for food
safety and quality activities.

"* uSDA's Animal and Plant Hlealth Inspection Service (A.Pi'Is) protects the
nation's animal and plant resources from diseases and pests that indi-
rectly affect food safety.

"* The Treasury Department's B,."eaur of Alcohol, Tobacco and Firearms
enforces the laws that cover the production, distribution, and labeling of
alcoholic beverages, except wine beverages that contaiin less than 7 per-
cent alcohol, which are the responsibility of R)\. By agreement with vDA !
the Bureau also has primary federal responsibility for ('rinig the
safety of alcoholic h.'erages.

"* The Treasury Department's (Customs Solr\ ice assists other federal food
s a fety vand qialitv a ,"er( s ;i c 'rryini. wit their resspl nsibilities relating
to imported foods, such as collecting saimples ol inpports.
m ins' -enters for Disease Control ('noaiwes ill puIblic h'ealth activities
related to food s;t tv and duality. Such as nioluitoriig. ijhleitifvin". and

Page (GAO R(ED.91.1.9A Fvd-,ral Fr M SafO'M'v, and riQ l itv Pro<rams .1
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investigating foodborne disease problems to determine their contrib-
uting factors. In fiscal year 1989 the Centers for Disease Control
used about 25 staff years and about $2.6 million for food safety and
quality activities.
The Federal Trade Commission regulates food advertising. In fiscal year
1989 the Federal Trade Commission used about 29 staff years and about
$2 million for food safety and quality activities.

Sqcope and To accomplish our objectives, we discussed with officials of each federalMcopetodo g agency included in our review its food safety and quality activities. We
Mzethodology also gathered from the agencies their budget data and other program

information relating to food safety and quality.

Although other federal agencies are involved with food safety and
quality activities, we determined that the 12 agencies discussed in this
report had the most significant roles. Our methodology for determining
which agencies to include was based on identifying (1) the principal fed-
eral food safety and quality legislation, (2) the agencies responsible for
implementing the legislation, and (3) the agencies with -which the imple-
menting agencies coordinated their activities.

We made our review from June 1989 through June 1990 in accordance
with generally accepted government auditing standards. We did not
verify the accuracy of the data and information the agencies provided to
us because of the enormous volume provided.

We discussed the information contained. in this report with responsible
AMS, ERP.\. FDA, FGIS, inS, and ".NFs officials, who generally agreed with the
facts. Their comments have been incorporated into the report where
appropriate. As requested. we did not obtain official agency comments
on the report.

Appendix IX to this report discusses federal food safety and quality
a(tivities for meat and poultry products to illustrate the complexity and
fragmentation of the federal system for regulating food safety anld
quality. A companion volume to this report. Food Safety and Quality:
Who Does What in the Federal Government (GAO, RCED-91-IwB), presents
more details on the food safety and quality activiti-s of the 12 federal
agencies disctIussed in this volume. Information is included on ( 1 ) majorfl
hIislation. ( 2) organizational units and responsibilities, ('3) programl
a(ctivities, (4) funding levels. (5)staffing levels, (6)agreements with

Page 9 GAO('RCED-91-19.k Federal FimxI Safety and Q,,ality Programs '
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other federal agencies, and (7) critical food safety and quality issues of
the 1990s.

As arranged with your offices, unless you publicly announce its contents
earlier, we plan no iurther distribution of this report until 30 days from
the date of this letter. At that time, we will send copies to the Secretary
of Agriculture; the Secretary of Commerce; the Secretary of Ilealth and
Human Services; the Commissioner, Food and Drug Administration; the
Administrator, Environmental Protection Agency; and other interested
parties.

Please call me on (202) 275-5138 if you have any questions concerning
the report. Other major contributors to this report are listed in
appendix X.

John W. Harman
Director, Food and

Agriculture Issues

Page 10 GAO RUED-91-19A Federal F•xi Safiry and Quality Programs
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Apendix I

Principal Flood Safety and Quality Legislation
and Federal Agencies Responsible
for Implementation

Legislation -FDA FM GIS FSIS EPA NMFS
Agricultural MarketfingAct of 1946 (AMA) * X Y X
Agricultural MarketingAgreement Act of 1937 ____ __________

Egg Products Inspection Act (ER!A) X X~ .~ ~ --- --

Federal Ant: -ampering Act XX
Federal Food. Drug, and Cosmetic Act (FFEDCA) X * X
Federal Insecticide Fungicide, and Rodenticide Act (FIFRA) *X

Feaeral Meat Inspection Act (FMIA).- - - -__ X
Federal Import Milk Act X
Infant Formula Act of 1980 X
Lacey Act X
Magnuson Fishery Conservat~on and Management Act X
National Ocean Pollution Research and Development and Monitoring Planning Act
Pesticide Monitoring lrmpro\vý;;ents Act X
Poult-r y Prod-u-cts I1n spec-ti-on -A-ct IPPIA-) ___* X
Puýblic Health Service Art (PHSA ___ X *

Toxic Substances Control Act *X

U S Grain Standards Act iUSGSA) X
'This lists 18 of the princicial laws adrmnrstered by these six agencies. which also administer 10 other

less signiticant food safety arid ouality laws
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Appendix oIS fMv~ajor P:rovision~s of Principal Food Safety and
Quality Legislation

The Agricultural Marketing Act of 1946 authorizes the Secretary of
Agriculture to provide services upon request to inspect, certify, and
identify the class, quality, quantity, and condition of agricultural prod-
ucts shipped or received in interstate commerce. The act also authorizes
the Secretary to develop and improve standards of quality, quantity,
condition, grade, and packaging and to recommend and demonstrate
such standards in order to encourage uniformity and consistency in
commercial practices.

AIMS, FGs, and NMFS develop standards and perform inspection and
grading services under the act. AMs is responsible for dairy products,
fruits and vegetables, livestock, meat, poultry, rabbits, and shell eggs.
Flis is responsible for rice, pulses, processed grain products, hops, and
related commodities. NMFS is responsible for fish and shellfish.

The Agricultural Marketing Agreement Act of 1937 authorizes the
establishment of programs and agreements to regulate the quality,
quantity, or container or pack requirements for fruits, vegetables, and
certain specialty crops and to regulate the minimum prices paid to pro-
ducers of milk and dairy products. The act also requires the regulation
of certain of these commodities imported into the United States when-
ever domestic shipments of the commodities are subject to quality regu-
lations under a marketing order.

The Egg Products Inspection Act (1) requires continuous AMS inspection
of all egg products processing plants; (2) requires mandatory quarterly
inspections of shell egg handlers packing for consumer sales; (3)
restricts certain types of shell eggs from moving into consumer chan-
nels; and (4) prohibits state or local governments from imposing stan-

dards differing from official uSPA standards for grade and size of eggs
moving in interstate commerce. Under the act ANIS is responsible for
inspecting egg product processing plants and firms marketing eggs,
while FDA is responsible for restaurants, institutions, and food manufac-
turing establishments that serve eggs or use them in their products.

The Federal Anti-Tampering Act provides for monetary penalties and
impriwnment for tampering with consumer products, including food,
and their labeling and packaging that affect interstate and foreign com-
merCe. The act lives Fs).. I'SI)A, and the Federal Bureau of Investigation
I he authority to follow up on tampering violations.

L
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Appendix [I
Major Pro~isions of Principal Food Safety
and Quality Legislation

The Federal Food, Drug, and Cosmetic Act authorizes FDA to (1) regulate
food (except meat, poultry, and egg products, which are covered by sep-
arate legislation and are usaD's responsibility) production and manufac-
turing to ensure that food is safe, clean, and wholesome and (2)
establish reasonable standards of identity, quality, and fill of container
for food products. The act also (1) requires FlDA to review and approve
food and color additives before they can be marketed and (2) prohibits
the interstate commerce of adulterated foods and false or misleading
labeling of food products. Under the act EPA is responsible for setting
tolerances for pesticide residues on food commodities and animal feed
marketed in the United States.

The act also directs FDA to maintain surveillance of all animal drugs,
feeds, and veterinary devices marketed in interstate commerce to ensure
their compliance with the act. The act requires that all animal drugs
that are not generally recognized as safe and effective be approved by
FDAx before marketing on the basis of studies made by the sponsor.

The Federal Insecticide, Fungicide, and Rodenticide Act requires EIPA to
register pesticide products, specify the terms and conditions of their use
prior to being marketed, and remove unreasonably hazardous pesticides
from the marketplace. The act requires ýEPA to take into account the eco-
nomic, social, and environmental costs and benefits in making decisions.

The Federal Meat Inspection Act requires Psis to administer an inspec-
tion program to ensure that meat and meat products moving in inter-
state and foreign commerce for use as human food are safe, wholesome,
and correctly marked, labeled, and packaged. The act was amended in
1967 to establish the federal-state cooperative program under which
rSDA helps fund state inspection programs conducted by state employees
for meat sold in intrastate commerce ft also required state inspection
programs to be "at least equal to" the federal proggram and strengthened
the regulation of imported meat.

Under the Federal Import Milk Act, milk and (ream may be importe(l
into the I nited States only under a permit from the Secretary of Hlealth
and HIuman Services after certain sanitary and other prerequisites have
been fulfilled.

"The Infant Formula Act of 1981) established nut rient requiremnents for
FP.\ authority to establish requir(nlfents for

quality control, record keeping. reporting, and recall pro(edur(es. The act
also eXtendedl F-')A's factory inspection anthlrity to permit maess to t
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Appendix 13
Major Provisions of Principal Food Slfety
and Qudlty L~egislation

/
/

manufacturers' records and test results necessary to determine
compliance.

The Lacey Act, administered by NMNF, makes it unlawful to deliver,
carry, transport, or ship by any means for commercial or noncommercial
purposes or sell in interstate or foreign commerce any fish or wildlife
that was taken, transported, or sold in violation of any federal. state, or
foreign law or regulation. NNIFS investigates alleged violations of the act.

The Magnuson Fishery Conservation and Management Act, administered
by N.MFs, requires fishery resources to be used to the greatest overall
benefit to the nation, w;iLth specific reference to the use of the nation's
fishery resources as food. The act includes a mandate for NMFS program-
matic activities to, among other things, maximize the quality of seafood
products to ensure the greatest economic return for harvested resources,

The National Ocean Pollution Research and Development and Moni-
toring Plairning Act of 1978 requires the National Oceanic and Atmos-
pheric Administration (* NOAA) to develop the necessary base of
information to protect public health and provide for the rational, effi-
cient, and equitable conservation and development of ocean and coastal
resources.

The Pesticide Monitoring Ihprovements Act of 1988 requires FDA to (1)
develop new, or modify existing, data management systems to track,
summarize, and evaluate pesticide monitoring data; (2) enter into coop-
erative agreements wit h foreign countries to obtain pesticide usage data
oni crops imported from those countries: and (3) develop an analytical
methods research plan to guide the de'-elopment of methods to improve
the efficiency of food mionitoring.

The lotilt rv P'rodhucts Inspect ion Act requires t-is to administer an
inspection program to ensure that poultry and poultry products moving
in interstate and foreign con mmerce for use as humnian food are safe.
wholesome, and correct ly marked, labeled, and packaged. The act was
amended in 1968 to esýtablish the federal-state coo(perative program
under which si s\ helps ftnd state insp!ction programs conducted by
state lmphilo'vEes for pti try proliucts sold in hnt'rast ate conmmerce. It also
required state inspet ion programus to be "at least equal to" the fedetral
p~rog~ram.

The Public l lt~d! h Service Act provides fo- fe'deral-st ate c(operat i'e
assistance ill prevettin tl he interstate transmission of (lise;ise, anld 01h1s

PngKP 19 (;All RUED91-19, l"etorao Fmm| .4af,,ty A,, Qiawity Programs
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Appendix 11
Major Provisions of Principal Food Safety
and Quality Legislation

establishes FDA'S authority for its programs for sanitation in milk
processing, shellfish, restaurant and retail market operations, and inter-
state travel conveyances.

The Safe Drinking Water Act requires FDA, in consultation with ElPA, to
establish regulations relating to bottled drinking water standards. Pur-
suant to the act FDA has established standards of quality and current
good manufacturing practice regulations for processing and bottling
waters. EPA has jurisdiction over drinking water produced by municipal
systems of a certain size but not over individual private wells.

Under the Toxic Substances Control Act, EPA controls the manufac-
turing, processing, distribution, use, and disposal of chemical substances
and mixtures, including those that can adulterate food.

The U.S. Grain Standards Act, administered by FGIS, (1) requires a
national inspection and weighing system for grain, (2) requires that
most export grain be inspected and weighed, (3) provides for inspection
and weighing services for domestic grain upon request, (4) prohibits
deceptive practices and criminal acts with respect to inspecting and
weighing grain, and (5) provides penalties for violations. The act was
amended in 1981 to require ims to collect user fees from official agen-
cies (states and private agencies that perform inspection and weighing
services) to fund the costs associated with supervising the federal grain
inspection and weighing activities of official agencies.

l'a(ge 20 GAO R(E D-.l 19A FederaIl "mo Sitfety and Qtu lty Progmll'rAn1
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Appendi\ III ___________________________ _____

Responsibilities, Funding, and Staffing of
Principal Federal Agencies Involved With Food
Safety and Quality

Millions of dollars
Principal FYiSB91 FY 1989

Agency -Program -leg islation ___Resp onsib le Ifor funding staffing
FDA Food safety FFDCA Safety/quality of all foods except meat and

PHSA poultry 'shares eggs with AMS $132 2.093
Animal drugs and FFDCA Safely/effectiveness of animal drugs and feeds:
feeds safety of food animals 26 244

US DA ~-- ~.----
FS!S Meat and poultry FMIA Safety/quality of meat and poultry

inspect io. PPIA 457 10.399
AMS Egg products EPIA Safety/quality of egg products and shell eggs

inspection shell egg
surveillance 10 201
Commodity AMA Facilitafe markefing of agricultural commodities
standardization,
insoention. and
grading. other 87 2,171

FGiS Grain staridardization -USGSA Facilitate marketing of grain and rice
grain/ rice inspection AMA
and weighlng 42 860

NM FS Seafood inspection AMA Voluntary seafood inspection/grading and
and research research 12 265

EPA Pest~cide registration FIFRA Safety of pesticide products
and tolerances FFDCA 55 624

Total $821 16,857
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Appendix IV______________________

Types of Food Safety- and Quality Activities
Carried Out by Principal Federal Agencies

USDA
Activity _FDA AMS FGIS PSIS EPA NMFS
Inspections X X X X X x
Quality grading * X X X
Collect/analyze samples X X X x -- X-X
Research x x x
Develop standirds for

Foods/crops X X X *X

Facilities x X * x-

Equipment x X X X
Processing procedures X X X
Labels X X * X
Packaging x X *X X

Approve before use
Facilities x X * X
Equ:pment * X X x
Processing procedures x X * X
Product rec~pps/formulas x * x x
Labels x X X x
Packaging * x
Food colors /additives _X *

Animal drugs/food additives x
Pesticide products * x

Set residue tolerances for
Pesticides *x

Other conlaminants X

'Agr~cui turai Research Service, carries out research to, AMS FGJS and PS1,5
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Appendix V

Federal Agencies Responsible for Regulating,
Monitoring, or Performing Quality Grading
Services for Various Food Industries

USDA
Food industry FDA AMS FGIS FSIS EPA NMFS
Dairy x x * X
Eggs,,egg products x X - X *X

Fruits/vegetables x X * X
Grain/rice,'pulses X x X * x
Interstate conveyances X * *

Meat and poultry x X * X X
Restaurants x
Seafood X x

v
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Appendix VI

Examples of Federal Interagency Agreements
Relating to Food Safety and Quality

USDA
Subject of agreement . . . FDA AMS FGIS FSIS EPA NMFS
Coordination of federal regulatory,•
activities concerning residues of
drugs, pesticides. and env~ronmental
contaminants that may adulterate
food x x • X X
Inspection of food manufacturing
firms whose facilities are under the
jurisdiction of both FSIS and FDA X * X
Recall of meat/poultry products •i:(-:!•]
prepared in an FSIS-inspected
establishment that contain food
ingredlients recalled by FDA X • X °

Jurisdiction relating to administering
the Egg i-roducts Inspection Act X X • *

Coordination of inspection actvities
relating to dry-milk -product plants
under voluntary AMS inspection
programs to determine whether
products are contaminated with
salmonella microorganisms X X * • * *

Coordination of inspection activities
at food (including fruits and
vegetables) processing plants
operating under AMS resident-type
inspection/grading contracts which
are also subject to FDA inspection X X * * °
Coordination of inspection activities
at 'acilit;es that process. hold. or
distribute grain rice, or pulses
wrere an FGS nsoecttc cr licensee
is ::iatlined -,v- ch are also ýubiect
to PDA nspe.'on x * X *
(" ',in t'r • C. I; -•-c'..n ai": •

a2 ! 'e", ' r i 3,: p3'• uraer
N F!- volunrary, " ' contra'ts
.,yrv.h are also ub,'•ct l ? A

* x

; <
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Appendi x II

Changes in Staffing and Funding Levels of
Principal Federal Agencies Involved With Food
Safety and Quality Activities, Fiscal Years 1980,
1985, and 1989 .....................

Staffing )evel for fiscal year
Agency 1980 1 J85 1989
FS;S 1 08 1,
FDA 2 53'7

FGiS 1 778 7

EPA 764

Funding level for fiscal year
Vdftihons of tcar r'tar•t dc;,ars

rslS .. S69¶ 57 2

FDA 1722 '553 58 3
FGiS 853 .1-16 423

EPA 594 : ,,1 7

Note Ae d.d not rc!-de A4',S ar'1 S n !rns accer',, lr"eca - neo a I' a"
and fnr'ig data for all 3 :sea. fea,s prrc'cc i'" necause of cnart eS . c'-a; 3 . v'
tes or destructon of data ours jart to agenc/ recoros re!i ? on .oe -r

I
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Appendix V111

Critical Food Safety Issues of the 1990s as
Perceived by Officials of Principal
Federal Agencies

USDA
Food safety issue FDA AMS FGIS FSIS EPA NMFS
Microbiological contamination x x x X * x
Pesticiot7chemnical contamination x X X x x x
g'oods produced using
biotechnology X X
Pollutarits/contaminants,'toxins in
seafood X * x
Cleansing ot contaminated shelltish * x
Potential hazards associated with
new processing. packaging. and
marketing techniques
Adequate water of acceptable
quality for seatood processin,. * ** * X
Animal teed prodi i, 39
biotechncok,, X * *

lndus~rial by-product teed tor
animals
Pesticide/chemical cu.,fTrflO~uii ot
animal teed x * * X
Lengthy FIFRA cancellation process ** * X
Compatibility of FFDCA and FIFRA
tolerance provisions ** x
Ditticulty in removing pesticides trom
the market x
Weak FIFRA penalties tor volatons * X
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Appendix IX

Federal Food Safety and Quality Activities
Relating to Meat and Poultry Products

The current federal food safety and quality system, which is complex
and fragmented. relies on the cooperation of federal, state, local, and
international agencies and private industry. Meat and poultry safety
and quality activities illustrate this complexity and fragmentation.

This appendix presents information on the size and makeup of the
industry, federal legislative responsibilities, federal food safety and
quality activities, federal interagency agreements, relationship to state
inspection programs. and critical food safety issues of t,' 1990s related
to meat and poultry.

iis is the principal federal agency performing meat and poultry safety
and quality activities. Other federal agencies, such as vtxA, EMA, AMS,
APils, and ARS, also ca(.rry out meat and poultry safety and quality
activities.

Size and Makeup of According to Fi,.s, in fiscal year 198.1:

the Meat and Poultry • About 6.700 meat and poultry plants throughout the United States and

Industry 220 official import establishments were subject to federal inspection.
"* All of the federally inspected meat plants and federally inspected

poultry plants were eligible to receive voluntary grading and certifica-
tion services from AN.S.

"• About 5,700 meat and poultry plants engaged in intrastate commerce
were inspected by states under their own meat and poultry inspection
programs.

"* About 1,400 plants in 3-1 countries wprz certified by ,is to export meat
,r ,)oultry to the U'nited Stat(es.

"* About 2.5 billion potn(ts of meat and poultry were imported into the
IUnited States and about 2.6 billion pounds were exported.

Further, FDA\ estimates that about 0() percent of the livestock and
.)ouiltry in the Urnited States is treatfd with some animal (Irlig or feed
additive and that its animal (dlril data system contains information on
over 12.1)00 animal (Inig pr•o(tuits

Federal Legislative 1.-,. I5 r.espnsible. for,,- ,.lsmintg thait the nation's (onmm,.'ial suppl" ot

neat }liad l)(1polltry pr mat Is Is ,at. w(olsomlle. and (o'rncly l in;irked.
Responsibil ities 'Iie an Iai;u sruw ylwI ari t u t usouu

bilities, Is
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Appendix IX
Federal Food safety and Quality Activities
Relating to Meat and Poultry Products

" inspects animals intended for use as food before and after slaughter and
supervises the further processing of meat and poultry products;

"* provides pathological, microbiological, chemical, and other scientific
examination of meat and poultry products for disease, infection, con-
tamination, or other types of adulteration;

"* reviews and approves a plant's plans for facilities, equipment, and pro-
cedures to make sure the operation will be sanitary before the plant can
begin operating as a federally inspected establishment;

"* reviews and approves formulas and labels of meat products containing
ever 3 percent fresh meat and poultry products containing 2 percent or
more cooked poultry before the products are marketed;

"* reviews and assesses the effectiveness of state meat and poultry inspec- A
tion programs for plants under state jurisdiction to ensure that states
apply standards at least equal to those of the federal program;

"* reviews and assesses foreign inspection systems and plants that export
meat and poultry to the United States to ensure that standards are
maintained equal to those in the United States; and

"* reinspects imported meat and poultry products at port of entry to
ensure that products meet federal standards.

FDA is responsible for ensuring that animal drugs and feeds marketed in
interstate commerce are safe and effective and produce no human
health hazards when used in food-producing animals. In carrying out its
responsibilities, FDA

* reviews and evaluates applications for new animal drugs and food addi-
tives for effectiveness, animal safety, environmental impact, labeling,
and human safety,

• inspects animal drug manufacturing and distribution facilities and medi-
cated-feed manufacturing sites for compliance with VVI-' and FDA regui-
lations: and

* collects and analyzes animal drug and animal feed samples for conmpli-
ance with -FIX'\ and Vux regulations.

By agreement with -. IS, FD..\ also is responsible for the safety and qmality
of meat protducts containing 3 percent or less fresh neat and 1)0mul ry
products (ontaining less than 2 percent cooked p ul rty.

El.\ is respmnsible for analyzing potential heahll imp.cts and setinl tol-
erances for pesti(ide residueMs on meat ald 1()l [it r v po)(t((ts anod iml Th,
feeds marketed in the I lnited States. FP't, IVST!\, aind state ento)rcemlent
agellCies are resp(nsible for enforcilng tnhe toleralnces.
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App&naivx IX
Federal Frod Safety ead Qldity ActMi-:es
Relating ti. Meat and eoultry Products

AMS is responsible for deve!oping standards of quality, quantity, condi-
tion, grade, en d packaging for meat and poultry and for performing
grading and i1tcpection services upon request for a fee.

Al;utS is responsible for conducting programs to prevent communicable
animal diseas;es of foreign origin from entering the United States and
preventing the spread of animal diseases through interstate shipments
of livestock

Major Federal In carrying out its meat and poultry inspection activities during fiscal
Activities year 1989, FSis

"* inspected about 35.4 billion pounds of slaughtered meat.
"* inspected about 29.6 billion pounds of slaughtered poultry,
"* inspected about 74.1 bilhion pounds of processed meat products,
"* inspected about 80.9 billion pounds of processed poultry products,
"* inspected about 2.5 billion pounds of imported meat and poultry, and
"* analyzed 564,050 samples of meat and poultry.

In performing its voluntary grading and certification services during
fiscal year 1989, A.IS

"* graded about 14.6 billion pounds of meat.
"* graded about 14.4 billion pounds of poultry, and
"* certified 759 million pounds of meat.

Federal Interagency Coordination of meat and poultry safety and quality activities takes
place between JIS, FDA, EPA, A.•S. :\P-ilS, and ARs. Following are examples

Agreements of the agreements:

"* PIS, FDA., EPA, and AMS have an agreement establishing the working rela-
tionships for promoting more effectiwe. efficient, and coordinated fed-
eral regulatory activities concerning residues of drugs. pesticides, and
environmental contaminants that may adulterate meat, poultry, eggs, or
animal feed.

"* -'Is and F,'t) have an agreement that is intended to minimize diipli'cation
of inspection effort by .exchanging work planning information and refer-
rinlg violative conditions coonc('rning food 11man1lfitfilrcolrs whose f'acilities
are under the ,Jurisdiction of both -'sfs and FDA...
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Appendix IX
Federal Food Safety and Quality Activiies
Relating to Meat and Poultry Products

"* Fmss and FDA have an agreement pertaining to meat and poultry products
that have been manufactured in an Fsis-inspected establishment and
that contain food ingredients that have been recalled by FDA.

"* FSIS and AMS have an agreement covering meat and poultry plants where
F'Sis provides mandatory inspection services and AMS provides voluntary
grading services.

"* Fis and APHiS have an agreement involving surveillance, testing, investi-
gation, and tracebacks to points of origin of diseased animals.

"* Fsis and ARS have an agreement relating to planning, budgeting, and
managing studies on chemical residues in meat and conducting chemical
and microbiological analysis on meat samples.

"* Fýis and ARs have an agreement involving research on meat and poultry
products done by ARS for •.'is.

Relationship to State Pursuant to the Talmadge-Aiken Act of 1962, Fsis established coopera-
tive agreements with states to permit state employees to carry out

Inspection Programs inspection in meat and poultry slaughtering and processing plants.
These plants are considered to be "federally inspected" and thus may
sell their products in interstate commerce.

Under the federal-state cooperative inspection program, Fsis monitors
state inspection programs that inspect meat and poultry products that
will be sold only within the state in which they are produced. The pur-
pose is to ensure that states apply inspection standards that are at least
equal to those of the federal program. About half the states conduct
their own meat and poultry inspection programs, and about 5,700 plants
are inspected by state programs. If states choose to end their state
inspection programs or cannot maintain the "at least equal to- standard,
F,'ss must assume responsibility for inspection.

A.Nis has cooperative agreements with I 1 states regarding voluntary
meat grading and certification services and with all 50 states, the Virgin
Islands, and Puerto Rico regarding poultry grading.

Ai'i iS (o0pelrates with states to control and eradicate animal diseases
present in the I tited States.

_______________ __________ ______

Critical Food Safety Me"Icat and poultry •o)e a wide array of potential liealt|i problems,
inltudin, ngi(robiY)l)ogi(.al contamination such; as Salmonella anid Listeria

Issues of the 1990s m,,n,,, ,genes; h(,cmi(al and dr, i- residies from pesti('its, animal
ru(igs. and nedicated reeds: parasites: and (ctcomposition.
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Appendix IX
Federal Food Safety and Quality Activities
Relating tn Meat and Poultry Products

According to Fls, it will face three critical issues during the 1990s. Psis
believes that

"* the United States needs a strong food safety research program to
uncover more information about emerging foodborne pathogens (bac-
teria and viruses capable of causing disease in humans) and to find
better ways to control all pathogens;

"* more research, including development of additional rapid tests for
chemical residue detection, is needed; and

"* it is necessary to modernize meat and poultry inspection.

FDA'S Center for Veterinary Medicine provided the following list of crit-
ical food safety issues of the 1990s:

"* Mycotoxin contamination of grains and other feedstuffs and the control
procedures used.

"• Pesticide and industrial chemical contamination of feeds and feed
ingredients.

"* Microbiological contamination of feed ingredients and the control proce-
dures used.

"* Feed products produced using biotechnology.
"* The by-product feed ingredient industry, especially industrial wastes

used as feed ingredcents.
"* Drug and chemical residues in meat.
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William E. Gahr, Associate Director
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Development Division, Earl P. Williams, Writer-Editor

Washington, D.C. Monica L. Nickens, Information Processing Assistant
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